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Abstract 
 
 
Collaborative public management perspective is a perspective that involves multi- 
organizations in determining and implementing a public policy. This perspective became 
important in the cocoa business development policy in Indonesia, because of the business 
involve many stakeholders. The business segment is strategic business area because the 
cocoa is Indonesia's main commodity and also become the second producer in the world. 
The main objective of this research is to find the model of collaboration in the 
implementation of cocoa business development policy. 
The results of pairing patterns and making explanations techniques, showed especially on 
cocoa farmer groups, cocoa businessman, and the government showed the farmers who 
are members of the groups still tend to rely on government funding in the cocoa business 
development, the businessman, both individuals and organizations still tend to give 
priority to his personal advantage. Then, the government is still a source of funds and 
skills in the cocoa business development in North Luwu Regency. Therefore, in the cocoa 
business development in this area, governments need to build synergy with all 
stakeholders to strengthen the government functions of coordination and commitment 
among them through collaborative networks so as to find model of sharing resources, 
skill sharing, and program sharing.  
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BACKGROUND  
In the study of management of public organizations to day, managers of public 
organizations can no longer rely on itself in the public policy implementation and public 
service delivery. It needs to work with other organizations in carrying out these tasks. It 
is caused by public organizations do not have resources sufficient, in term of funding, 
technology, and information in implementation of the tasks. In addition, it is faced with 
complexity of public issues so that it needs to collaborate with others to overcome them. 
This complexity causes the interdependence between organizations both public and 
private organizations is increasing (O'Leary et.al, 2009; Agranoff & McGuire, 2003; 
Goldsmith and Eggers, 2004; Isset, et.al, 2011; O'Toole & Montjoy, 1984). 
The collaborative networks perspective becomes important in a   public policy 
implementation, because a policy has a lot of stakeholders. This urgency has been shown 
in a variety of empirical research on public policies implementation that involves 
multiple stakeholders, such as the studies have been carried out by Pressman and 
Wildavsky in 1960. This study is a complexity of joint action, which there is diversity of 
stakeholders and perspectives of all the level of government that may in practice be a 
conflict (O'Leary et.al, 2009). The same study conducted by Hall and O'Toole that 
showed the importance of collaborative approaches in research policy implementation.  
In connection with the above, the implementation of cocoa business development policy 
is a study that has a lot of stakeholders in which they had interests were varied. 
Therefore, this study focuses on the collaborative network perspective in the 
implementation of cocoa business development policy in North Luwu, South Sulawesi 
Province, Indonesia. This perspective is a perspective that can bring together all the 
stakeholders in which their interests are varied.  
The cocoa business development policy in this area is a systematic step the government 
to improve cocoa productivity. This is important because South Sulawesi province has 
the largest land than the other provinces, which is about 262 807 ha and farmers have 
very large land about 96 per cent (MP3EI, 2011). Similarly, North Luwu is one of the 
potential regency in South Sulawesi Province.  
The determination of cocoa commodity is one of the leading commodities in Indonesia, 
because it has a huge contribution to global markets and of course foreign exchange. 
Based on MP3EI (2011), Indonesia is the world's second largest cocoa producer, by 
contributing 18 percent of the market global. Then, this commodity also produced the 
third largest foreign exchange after oil palm and rubber. According to ICCO 
(International Coffee and Cocoa Organization), the global demand on cocoa commodity 
increases around 2-4 percent per year, even in the last 5 years to grow 5 percent per year 
(3.5 million tons / year). Chinese and Indian are Indonesia’s potential market. 
The main emphasis of this research is a farmer groups as a collaborative organization and 
also distinguish the research mentioned above. This organization is a place that facilitate 
exchange of various resources from the stakeholders. Therefore, the main objective of 
this research is to develop a collaborative network model in the implementation of  cocoa 
business  development policy in North Luwu, South Sulawesi Province, Indonesia. 
 
LITERATUR REVIEW 
Relevant Previous Research  
Relevant previous research showed the study position among the other research. There 
are several studies that relevance in this study, namely: 1) Alwi & Rulinawaty Kasmad. 
2014. Bureaucratic System Vs. People Empowerment Policy: Empirical Evidence from 
Cocoa Farmer Empowerment Policy in South Sulawesi Province, Indonesia. The results 
showed integrated models of empowerment policy allows the bureaucracy can empower 
them as people who are vulnerable to poperty; 2) Ig. sigit Murwito and Sri Mulyati. 2013. 
Cocoa Business Development Needs Throught Value Chain Approach in Sikka regency, 
East Nusa Tenggara. The results showed cocoa agribusiness development needs  required 
integrated participative planning, implementation, and monitoring, holistic, and 
sustainable in Kabupaen Sikka. It is based on the MoU between the various stakeholders; 
3) Ig. sigit Murwito and Sri Mulyati. 2013. Evaluation of the National Movement for 
Cocoa Quality Improvement  (Cocoa Gernas Program) in Sikka Regency, East Nusa 
Tenggara Province. The results showed the implementation of the  Cocoa Gernas 
program has a positive impact on efforts to increase productivity and enhance the quality 
of cocoa farmers.   
Based on this research, this study focuses on models of collaboration networks in 
implementation of cocoa business development policy in North Luwu Regency, South 
Sulawesi Province. 
  
Concept and theories of Collaborative Network 
The government does not allow longer alone in carrying out the primary task, because the 
solution of public problems and the provision of public goods are complex. It needs to 
develop a collaborative network with other parties to carry out these tasks. Collaborative 
networks are not only conducted within the government itself, but it requires involving 
private organizations to   resolve the complex public problems and to provide public 
goods more effectively and efficiently. 
Literature study conducted by Isett et.al (2011) shows the collaborative network is one 
stream of research on network developed at this time, where this stream focuses on the 
public service delivery and the public goods provision. According to them, 
“collaborative networks are collection of government agencies, non profits, and for-
profits that work together to provide public good, service, or “value” when a single 
public agency is unable to create the goods or services on its own and/or the private 
sector is unable or unwilling to provide the goods or services in the desired quantities”. 
The collaborative network carry out activities on behalf of public. They may be formal 
and orchestrated by a public manager or they may be emergent, self-organizing, and ad-
hoc, with many variants in between.    
Another concept that is approximately equal to the meaning of collaborative network 
proposed by Bryson, Crosby, and Stone (2006) is cross-sector collaboration, is “as the 
linking or sharing of information, resources, activities, and capabilities by organizations 
in two or more sector to achieve jointly an outcome that could not be achieved by 
organizations in one sector separately”. Then, according to Roberts (2000), 
“collaboration, translated as working together is premised on the principle that by 
joining forces parties can accomplish more as a collective than they can achieve by 
acting as independent agents”.  
The concept of collaborative networks have some concepts approximately equal, so that 
Gray is more likely to express elements of collaboration, involve: 1) the interdependence 
of the stakeholders, 2) the ability to address differences constructively, 3) joint ownership 
of decision, and collective responsibility for the future of the partnership (O’Leary et.al, 
2009).  
Furthermore, collaborative network phenomenon is explained by various theories, such as 
network theory, resource dependency theory, and transaction cost theory.  
Network theory explains that each actor (individual or collectivity) have different access 
to resources  (wealth, power, information). The result is a structured system tends 
stratified, the specific components depend on the other components (Ritzer and 
Goodman, 2004). This theory has several principles, namely: first, the bond between 
actors usually are symmetrical, both content and intensity. Second, the bond between 
individuals must be analyzed in the context of a wider network structure. Third, 
structured social ties lead to various types of non-random network. Fourth, the group led 
to the creation of cross-connections network between network group and between 
individuals. Fifth, there is a asymmetric bond between elements in a network system so 
that limited resources will be unevenly distributed. Sixth, the unequal distribution of 
limited resources leads both cooperation and competition. 
Resource dependence theory is a theory, which states that the purpose of an organization 
is to reduce dependence on other organizations that supply of resources and trying to find 
a way or strategy to obtain these resources. Resource dependence theory is trying to deal 
with the power environment by using proactive strategies to access resources in the 
environment (Jones, 2004; Jaffe, 2001; Gulati & Gargiulo, 1998). This theory is not 
much different from the network theory above where both are focused on the resources.  
Furthermore, the transaction cost theory developed itself into a scientific instrument that 
can explain the various expenses that arise not from direct production costs, but the costs 
incurred because it transact to other organization.  The transaction costs are influenced by 
institutions and agent behaviors that exist in the market, especially when it makes a 
transaction. The theory is a very important in political economy because it explains how 
the transaction process in the economic activity takes place through institutions and 
various rules of the game. 
Based on the theories mentioned above that explain the phenomenon of collaborative 
networks, and then there are two important things that form the collaborative 
organization, namely the coordination and commitment of the stakeholders.  
Coordination is one of the important things in a collaborative organization, because the 
public organization has many programs and stakeholders. Even coordination is one of the 
oldest problems in the public sector (Bouckaert, Peters, and Verhost, 2010). This occurs 
because public organizations covering complex public problems that require public 
policies and programs, so that it involves many stakeholders. Dalam konteks jaringan, 
Bouckaert, Peters, and Verhost (2010) cite some experts that coordination in a public 
sector interorganizational context is considered to be the instruments and mechanisms 
that aim to enhance the voluntary and forced alignment of tasks and efforts of 
organizations within the public sector. These mechanisms are used in order to create a 
greater coherence, and to reduce redundancy, lancunae and contradictions whithin and 
between policies, implementation or management.   
Furthermore, the commitment is one component of collaborative organization that 
determines the effective collaborative activities. Commitment is largely determined by 
the stakeholder’s motivation. Stakeholders will be committed to undertake activities 
jointly when these activities meet the needs of stakeholders. This is explained by the 
motivation theories, as mentioned by Abraham Maslow and McClelland, that motivation 
will be high if the needs are met. In this case, a person will be motivated to do something 
if his needs will be met by the job. So, people will have a strong commitment towards a 
job if the job meets their expectations or needs.      
   
Collaborative Networks dan Public Policy Implementation: Collaborative 
Organization  
Public service delivery and public goods provision is the stage of realization of public 
policy goals. At this stage, policy implementer deals directly with the citizens as target 
group of a public policy. In achieving this objective, policy implementers often have 
problems because of the policy stakeholders have different interests and even 
contradictory. In addition, implementers are required to hold public services and the 
provision of public goods effectively and efficiently. 
The phenomenon above showed public policy implementation is a complex thing. In this 
case, implementer as a public organization is not able to carry out the main tasks by itself, 
so that it requires the involvement of other organizations, both private and non-private 
(O'Leary et.al, 2009; Agranoff & McGuire, 2003; Goldsmith and Eggers 2004; Isset, 
et.al, 2011; O'Toole & Montjoy, 1984). Public organizations as policy implementers need 
to work across boundaries in carrying out the major tasks (Linden, 2002; O'Leary et.al, 
2009; Bryson, Crosby, and Stone, 2006). Organizations that is able to work, as it is a 
collaborative organization.  
Collaborative organization is an organization, which brings together all the stakeholders 
for a particular purpose. These organizations can also be designed temporary and 
permanent. This can be explained by O'Leary et.al, (2009) through the types of 
collaborative structure in public management, namely: 1) type of interorganizational 
innovation, in which interaction is relatively low and commitment is at arm’s length; 2) 
type of temporary task force, which is established to work on a specific and limited 
purpose, and disbands when the purpose is accomplished; and 3) type of permanent 
and/or regular coordination. Resource exchange is more extensive than the first two 
arrangements, but the risk is minimal.  
The involvement of other organizations in the public policy implementation, in the policy 
implementation study called interorganizational implementation or implementation 
network. According to O'Toole & Montjoy, (1984), there are several reasons to 
understand the network implementation, namely: 1) the fact that the impediments to 
intra-organizational implementation continue to apply and are multiplied by the number 
of organizations whose contribution are required; 2) the organization must not only act, 
but they frequently must act in a coordinated fashion. The number of organizations and 
the need for coordination across organizations make the situation much more complex, 
ceteris paribus, than in the single agency case; 3) the increased complexity decreases the 
chances that mandates can specify in detail the required action and interaction of the 
participating of the organizations.       
Based on the description of the concept and the theories for collaborative networks, the 
authors describe the model of collaborative network in the public policy implementation. 
The Collaborative networks operate on a collaborative organization, which the 
organization has dimensions, i.e. coordination and commitment. The model can be shown 
in the picture below. 
 
 
 
 
 
 
 
 
  
 
 
 
 
 
Figure: Model of Collaborative Organization in Public Policy Implementation 
 
 
RESEARCH METHOD 
Research Design and Strategy  
The research design used in the study is qualitative. Using the design to uncover and 
explain the implementation of the cocoa business development policy in Luwu Utara 
Regency. The research strategy used is a case study with explanation type.  
 
Collaborative 
Organization
: Resource 
Sharing  
 
 
Government 
Private 
Organizatios 
Community 
Organizations 
Target Group 
Coordination 
Commitment 
Effective & 
Efficient  Public 
Policy 
Implementation 
Informants 
To understand the policy implementation, we would require lot of information from the 
informants, as follows: a) the officials and staff of Agriculture and Plantation Agency; b) 
the members of legislature; c) the cocoa businessmen; and d) the cocoa farmers.  
 
Data Collection Techniques 
Data collection techniques used is observations, interviews, and documentations. 
Observations focused on the tangible objects such as cocoa trees, cocoa farm and their 
economic activities. Then, in-depth interviews addressed to all informants mentioned 
above. Furthermore, the various documents collected, such as regulations, laws, 
institutions activity reports relating to the implementation of the policy. 
 
Techniques of Data Processing and Analysis 
The analysis techniques used in the study are the pairing patterns and making 
explanations techniques. In the study, these techniques are used together to complement 
one another (Yin, 2000). 
 
RESULTS AND DISCUSSIONS 
Coordination In The Implementation of Cocoa Business Development Policy in 
North Luwu Regency 
 
Coordination is one of the important components in collaborative networks, because the 
public policy implementation involves various stakeholders who have diverse interests. 
The implementation of cocoa business development policy includes stakeholders, such as 
local governments, entrepreneurs, companies, and farmers, as illustrated in Table 1 
below.    
According to the table 1 below, the role of government is very important in the 
development of cocoa business in North Luwu, as is the focus on collaborative networks 
(Isset et.al, 2011). The government needs to work across boundaries through 
collaboration between the government agencies and private organizations (Linden, 2002; 
Bryson, Crosby, & Stone, 2006) in carrying out this policy. This can be shown at the time 
of the Forestry and Plantation Agency, North Luwu Regency indicated cocoa production 
declined, then it search the cause of the problem. Results of the investigation showed that 
there are two large companies that buy wet cocoa beans, namely PT Olam and PT Mars. 
The government actions of the problems are it made a policy that wet cocoa beans are not 
allowed to be sold or out of South Sulawesi Province. However, it cannot also intervene 
so far the cocoa farmers in North Luwu, because both companies are also involved in 
improving skills of the farmers. 
 
 
 
 
Table 1 
Coordination In The Implementation of Cocoa Business Development Policy  
In North Luwu Regency 
 
Stakeholders Problems Actions Remarks 
Government: 
Plantation Agency 
There is an 
assumption of cocoa 
production decreased 
Wet cocoa beans were 
not allowed go out of 
the province 
Not optimal 
Government: 
Facilitators Team 
 Limeted field 
instructor team 
while the cocoa area 
is very spacious  
 It organizational 
structure differ from 
plantation agency 
 Only 1 person 
technical facilitator 
in the districts 
 Only 1 person 
technical facilitator 
in the Regency 
 Only 1 person field 
facilitator in farmer 
group 
Not realized  
Government: Head 
Village of Batu Alang 
 Water stagnant in 
cocoa plantations 
 Need water exhaust 
integrated 
 PT Olam (cocoa 
company) help the 
farmers by the 
cocoa seeds that has 
not certificated by 
the government 
 The government 
made the village 
drainage 
 No action on PT 
Olam 
Not accord with 
request 
Businessman  Request to 
electricity capacity 
expansion for 
chocolate 
processing machine 
 Government and 
private sector 
working alone 
No No 
Cocoa company  Government and 
private sector 
working alone 
No No 
Farmers  They are reluctant 
to finance the cocoa 
plant cultivation 
 The existence of 
field facilitators less 
effective 
Not yet No 
Source: Data Reduction, 2016 
 
In connection with the above, they show involvement in the cocoa business development 
in North Luwu Regency. However, their involvement is not on farmer groups as a forum 
set up by the government which can be used as a place to solve some problems of cocoa 
development and carry out various programs that have been designed. The main reason 
they bought wet cocoa beans are quality cocoa bean fermentation does not conform to 
their standards if the farmers   carried out the fermentation. Even though the farmers 
would benefit significantly if they do it. This showed the government is not coordinated 
with the private sector in the cocoa business development in the region. However, he 
needs to play a major role in this, because he is as coordinator of this effort.  
The phenomenon above indicates that both government and private sectors have a critical 
resource in the development of this business. But they did not do a synergy of the 
resources to develop this business. In the network perspective, resources become the 
main reference in establishing collaboration with other organizations. In this case, the 
government has not succeeded to establish collaboration with existing businessmen in 
this region so that the business development has not been effective. It can be proved that 
the cocoa farmers are still relying on the resources/funding of the central government 
through Cocoa GERNAS policy. This case showed the farmers tend to be dependent on 
government assistance. Even though the businessmen and companies resources are not 
coordinated by the government in a container of existing collaborative networks, i.e. 
farmer groups. 
In addition to capital, the businessmen and companies also have the resources such as 
skills that can be used by farmers to enhance their capacity to increase the cocoa 
productivity. This is important, because the Government has limited skillfull facilitators. 
It only has a facilitator for a village, for a district, and for regency respectively.  Whereas 
the cocoa plantations area were very spacious so that the role of facilitator ineffectively. 
The explanation above shows the limitations of the resources owned by the government, 
so that it needs to develop a network strategy to address the problems. This phenomenon 
is explained by resource dependence theory (O'Leary et.al, 2009), that the government 
needs to collaborate with the other parties who have or control the resources needed in 
the cocoa business development. Of course, type of collaboration is meant here is as 
mentioned by O’Leary et.al, (2009), namely the type of coordination regular 
collaboration structures, in which this type requires resource exchange is more extensive. 
This collaboration type requires collaborative organization as a forum that can be 
bringing together all stakeholders who have the resources needed in the cocoa business 
development. 
Various problems mentioned above are the problems that require coordination in their 
resolution, because they are complex problem that requires coherence and minimalize 
contradiction in the implementation of cocoa business development policy in this area 
(Bouckaert, Peters, and Verhost, 2010). 
 
 
 
  
Stakeholders’ Commitment In The Implementation of Cocoa Business Development 
Policy In North Luwu Regency 
 
One important dimension of collaborative network is the commitment of stakeholders. 
The commitment can be shown in their willingness to run various programs and activities 
that have been agreed in a collaborative organization. In this study, the farmers group is a 
collaborative organization, which brings together all stakeholders in the implementation 
of cocoa business development policy in North Luwu. The stakeholders’ commitment can 
be illustrated in Table 2 below. 
Table 2 
Stakeholders’ Commitment In The Implementation of Cocoa Business Development 
Policy In North Luwu Regency 
 
Stakeholders Actions Activities' Farmer Group as 
Colaborative Organization 
Government: Policy Maker 
 
 Local Government Policy of 
the Cocoa Business 
Development, “GERMAS 
TAKWA”, 2007 – 2008. 
 National policy of cocoa 
business development, 2009 – 
2015. 
 Local Government Policy of 
the Cocoa Business 
Development, “Kampung 
Kakao”,  2015 - Now 
No discussions with all 
stakeholders 
Government: Facilitator 
Team  
 They are ready to receive 
complaints  
 They went to the farmers who 
need 
 They are meeting every week 
at the Agriculture Facilitator 
Office (BPP) 
No 
Government: Head Village 
of Batu Alang 
 Person in charge and steering 
of farmer groups in the village 
 To encourage the farmers to 
grow the cocoa 
At the time they receive 
funding 
Businessman They buy  farmers' cocoa - 
Cocoa company  They buy farmers’ cocoa 
 To Increase farmers' skill 
- 
Farmers  To increase farmers' spirit At the time they receive 
funding 
Sumber: Hasil Reduksi Data, 2016 
 
According to the table 2 above, the availablity of some policies of cocoa business 
development demonstrates the government's commitment to develop the cocoa business 
in the region. In addition, the government has also equipped infrastructure of the 
organization such as the facilitator organization that covers all level of the government. 
The organization aims to help farmers to overcome the technical problems in the field 
and to increase the farmer’s skills to increase their productivity. Likewise, the 
government designed the farmer groups in the every cocoa village, which in this study 
were identified as collaborative organization. Unfortunately, government actions, such 
policies are not discussed or communicated effectively with other stakeholders, so that 
they do not understand the substance of the policy. 
One of the stakeholders that become target group of the policy is a farmer. Based on the 
table 1 above they seem to have a strong commitment. It is characterized by the rise of 
their eagerness to maintain their cocoa crops, because there is increase cocoa productivity 
significantly. Their commitment appears still driven by the assistance given by the 
government, has not been fully constituted by the motivation of self-reliance to improve 
the their productivity. The condition as such shows the policy and the program of the 
business development, it is generally not empower them. In this case, the actual 
commitment could arise when they are independent. Self-reliance can be realized, of 
course, need the help of the government, as proposed by Narayan (2002), empowerment 
is expansion of assets and capabilities of poor people to participate in, negotiate with, 
influence, control, and hold accountable institutions that effect their lives. 
Futhermore, commitment grows of awareness about the existence of a success. However, 
they showed commitment because availability the government aid. The fact shows that 
the government support to farmers to encourage their self-reliance, but it turns out that 
the aid cause they are more dependent so that the commitment that actually appears is the 
quasi commitmen. 
The farmer group as a collaborative organization does not have a collaborative spirit 
because the organization is still resembles a bureaucratic organization, which it is still 
more oriented to the rules and orders of superiors (Alwi & Rulinawaty Kasmad, 2014). 
The village head as in charge and steers the farmer groups in the village is always based 
on the orders of the top leader - Regency Government. This shows the working 
mechanism of bureaucracy is hierarchical that determine working mechanisms of farmer 
groups as a collaborative organization. 
As a result, businessmen and companies operating in this area is very difficult to join in 
the organization, however they have interest in the cocoa business. They are the market 
and at the same time they control the resources needed in the business development. They 
still help some farmers in the business is based on the interests. They provide training to 
the cocoa farmers is limited, of course based on the desired quality standard and most 
importantly, they have access to purchase cocoa beans. 
Based on the explanations above, the stakeholders committed to improve the productivity 
and quality of cocoa, but the commitment is not based on a collaborative spirit so that 
they do not become a power in solving complex problems, such as cocoa business 
development problems in this area. The same thing, government as the main initiator of 
this organization was not able to work across boundaries in carrying out its primary task 
(O'Leary et.al, 2009; Agranoff & McGuire, 2003; Linden, 2002; Goldsmith and Eggers, 
2004), so that the implementation of cocoa business development policy has not 
effective. 
 
Conclusions and Recommendations  
 
Implementation of public policy, such as the cocoa business development policy in North 
Luwu Regency requires the government work across boundaries, because it is a major 
person in charge and at the same time as the coordinator of all stakeholders in this effort. 
As a coordinator, it has not run its functions effectively. Similarly, the stakeholders have 
not shown a commitment as the demands in collaborative organization. Therefore, to 
implementation of the policy effectively, it is necessary collaborative network model, 
where the government needs to intensify the coordination function through coordination 
mechanisms developed in the farmer groups as a collaborative organization. In addition, 
all stakeholders need to be committed to run the programs that have built together and the 
government also needs to create a condition that allows them involved in this field.  
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